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CHAPTER V

THE RESPONSIBILITY OF THE CENTRAL INTELLIGENCE
AGENCY FOR NATIONAL INTELLIGENCE ESTIMATES

TEE MANDATE UNDER THE NATTORAL SECURITY ACT AND THE DIRECTIVES

One of the principal duties assigned t_o the Central Intelligence Agency
"for the purpose- of coordinsting ths intelligence activities of the seversl
Govermment departments end sgencios in the interest of natioral security” ias
"o correla:te and evaluzte intelligence relating to the national securlty, a.nd
provids for [ite/ eppropriste disseminstion,” The Central Intelligence Agancy
is thus given the remponaibility of seeing to 1t that the Tuited States bheg
adequate ceptral mechinery for +ihe exeminetion and irverprotation of imtelli-
gence go tuat the metiorsl security will nct e Jecpardized by £alilure to co-
ordirate the best intellipsnce opinien in the country, bessd on all a'-'_a:ilabla

inforration,

In our ‘opinion, this responslbility hes not besn adequately diecharged,
and remsdial reasures ere receasary. The£’3 is confusion as Lo the proper rola
of the Ceniral Intelligence Ageney 1in the preparation of intelligence regorts
and es.,i_:atmla. This confusicn bas reaulted frow incorrech ini.erpretaticﬁ a.m_i.
leck of proper inplexsntation of the statube and +tha dirsctives. The reesons

Tor thia go to the heart of the nationed Intelitgence probisn =nd nesd to be

a¥1milned In saze Jotedl In order te dAlscover how ‘he DrCeE8ary Itproverent can.

toe xzade,

Although tho Act provides thet "the departronta end othor 2gencles of the ..

Goverpzant gbhll continue to collect, ovaluate, correlate, and disseminate de<

Fartzontal intelligence,” the statute doss not limit the duties of ths Cemtral
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with national intelligence problems is diminished, that the area of competition

with the departmental sgencies 1is enlarged and that the Central Intelligence

Agency concentraies more on the Independent production of 'int_.elligencé. than o -

its coordiration.

Administretlve m'angnments within <+he Central Intelligence Agency and

between the Agency and the other departments end agencies have contributed to

this situation. Persornmel in the Office of Reports and ZEgtimates who are

responsible for natlonal intelligsnce (and this includes almost everybody in
pert, ingsmich es national intelligence functions are scattered throughout all

parts of ths Office) receive 1itile guidance asg “bo what they should reporl: on.

tiles, and this practice only :I_ncrea.ses the criticism from which much of the :

product suffers. Finelly, the lieison relationships with outside agencies are

-

ungatisfacteory although this situaulon is largaly the reault of the lack oi‘ a

clear conception of the proper mission of the Cent.ral Intelligence Agency in

- the coorﬁ.’mation of intelligence opinion in the form of national estimetes.

The most algnlficant excaption to & rather genersl falilure to cpordingte
intelligence opinion .ﬁ;_nationall estinates was a series of reports on Soviel
capebllities and intentions, begi}iming in March, 1948, by an g;i_- hoc commitiee
of repressntatives of the bepartﬂésnts of Stale, w, Navy and Air Force @&a:

the chalrmanship of the Central Intelligence Agency. This case ' iluestrated

- To a large exben‘c. they select their own su’bjec’oa and establish their om priori- .

that, when - properly used, the existing interdepartmental errangements cenm, .

under the lesmdership of the Centxﬁl Intelligence Agenc;y, provide the President

and top policy-mekers wlith en authorifative intelligence estimate.

After same initial delsy following the receipt by the Army of B disturbing
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message from General Clay, the President om March -16 R 1_95+8 re-ceive;l fx;ém Cen:‘%;rgl
Intelligence @.gency a brief short-:c;a.n'ge estimats as to the 1ikelthood of war,
discussed and concurred In by all the Interested agencies., Divergent views had
been reconciled and a unanlmous estimate drvafted. The impoftance of this pro:
gedure, particularly Iun an emergency gltuation, I1a cliﬁ'icult to overémphasize ;
it inbures thai all the Interested agencles have contributed to consideration
of the situaticn and establishes their collective responsibility for thé esti-;

mate. If divergences cannot be reconciled, at least the opposing points of

view cen be identified.* The poselbllity of any cne service arriving at a

false or completsly contradiciory estimate and of Independent actions being

taken a8 & rTesull 1a thereb,;?' reduced..

The procedurs of consultation followed In March was in this particular
cage largely fortuitouns. There wasg at the time no regulariy egtablished pro-

cedure for such consuliation. L was not nor hes 1t since hecome nqrmal prac-

[

tice elther for Fordinary” or “orisis™ estimates as we believe 1% should.

¥ The first message from General Clay was recelved on March 4th, but there
does not appear to have been iInterdepartmental consultation before March
13th. Although views were at first divergent, the estimate of March 16,

1548, submitted to the President, was unanimously concurred inby the Central

Intelligence Agency and the iIntelligence agencles of the Departments of
State, Army, Wavy and Alr Force. It estimeated the likelihood of war during
the ensuing 60-day period. FHowever, the next estimete in the merles, dated
April 2, 1948, which sought to extend the estimate beyond the 60-day period,
was accompanied by an Alr Force dissent on the grounds that the Interpational
situation was so delicate that 1t would be unwise to speculate beyond the
short term. - - | L S '

The circumstances leading to the March 16th estimate received wilde publicity
as a result of the reference +to it 1m Vol. I, p. 17 of the ZReport of the
Comittee on the Natlonmal Security Organization (Eberstadt Committee), in
the following terms: "Testimony was presented to the Committee that In the
gpring of 1948, a nistaken intelligence estlmate, preparsd by a departmental
intelligence agency, stimulated recommendatlons -- which if followed -- might
well have had serlous consequences. Fortunately, In this Instance, the Cen-
tral Tmielligence Agenicy and other Intelligence groups corrsctly evaluated
the availahle information in good time." - ~ o
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in fact, one of the mbst Inportant recommendations of this report is that .

a reconstituted Intelllgence Advlsory Commitise should perform thils functilon.

In at least ons other situation requiring- Imediate intelligence inter-
pretation there wes once again cnly fortuitous coordination. 'This case was the
result of iIntelligence received by +the Faderal Buresu of,Invesfigation and

distributed by it. The Central Intelligence Agency performed only & secondary

role sand there was no formal intelligence estimate. This further 1llustirated

the fact that, under present srrangements, recognlzed and prcﬁ@t procedures
are lacking for the aunthoritetive coordipnation of intellligence views In an
emergency slituation. In addition, 1% was seen that ithere is no regular and
agroed yan'mgexia'ﬁ*l:: " for _par‘hicipa;'bion by the Federel Bureau of Investigation

and for the use of Intelligence from damestic sources in & national estimate.

-

PROPOBALS FOR IMPROVING THE PRODUCTION OF NATIONAL ESTIMATES

In order to remedy the present unsatiasfactory arrangaménts for the pro-

 ductlon of national intelligence estimates and provide for the coordination of

Intelligence oyinion at times of crisis and for long term planning, &s contem-
plated In the Natilonal Security’Act thers naeds to be a revision of the pres-
ent ayrangements. TInscfar as the Central Inielligence Agency is concermed it

1s necessary, 1in the first place, to make a clear dlstinctiion betwesn tha

functlon of correlating mnatlonal intelligence oplinlcn to  assist plans and

policy formmlatlon on the highest level and those Intelligence reporting 7

actlvities which may he asslgned +o the Central Intelligence Agency a&s a cen-

tral service of common concern. - - =

The mission with respect Lo the productionof . mational intelligence cannot

be Tudillied solely througha large staff such as the present Office of Reporta
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a.nd Estimates whose  work 'Is directsd more to the prod.uction of miscellaneous

reports +than to the coordination of naticnal intelligencs opinizjn., In our
opinion the present Office of R:;ports and Estlmates should be ré;:;laced and for
1t substituted two offices ome of which, to be described in the next chapter,
will not be Involved with the production of national iutelligence but wiil -
perform intelligence research eand reporting services of common concerm. The
other office, an "Estimates Division,” would comprise a small group of highly
gelected 1ndividuals whose tagk 1t would dDe i;o draw upori a.nd. review the
speclalized intelli-g;ance product of the departmental ageﬁcie;a in order to pro-
pare, for final discussion and epproval by the Iﬂtenigénce Advisory Comittes,
a finished pational Infelligence estimate. This Emall grl:up would rely pri-
marily upon the intelligence reporits of the Ipdividual agencief; but 1t w:)uld.
have access tc such somwrce material as it requires in crder to review depart-

mental conitributicns and prepare consmolidated estimates for finél action by

the Intelligence Advisory Committes.

Natiomal intelligence estimates y . iIn order to be authoritaﬁive, must be

fully pa.rticipated in by all of the principal 'intelli'gence a.génbiea in oré.ar

that the best advice may be tapped and respensibility ‘shared for thoae ma jor

estimates on which high policy decisions depend. Therefore, the Intelligence

Advisory Comititee, under <the ‘lleaé.ership of the Director of Central Intel- :
ligence, should actively assist in esteblishing and supérvising the na.tiro:ml
inteiligence production program as well as discuss and revi;éw the 1Dropcsed
estimates sulmitted to it for approval. The Coﬁmﬂ.tﬁéé muld,, at the ;sama
time, concern 1teself more actlvely tham at px;esen‘o'with the coc;&'&imti.f;n
of the other intelligerce activities of the various departments and agenciles,

a8 dlscussed in Chapter IV.. In fact, by assuming an active responsibility for

L




o 1 the reconciliation of intelligenca ostimates the Committee would almost aubto-

ma‘bica]_ly be &ble 'to assist the Director more _effectlvely iIn coordinating In-

of intelligence ganare.lly.

The membership of the Imtelligence Adviscory Cozzmittes, as ve have pointed .
out in Chepter IV, would include the Director of Central Intelligsnce as chalr-
man, and repraesentetives from the Departments of State,¥* Army, Navy and Aizj
Force 2nd the TFederal Burean of Investigation. Ad hoc membership should be

‘given to other Agenciss, such as the Atomic Energy Comnission, Joint Btaff and '

" Regearch and Developmsnt Board,  whenever a_’gpropria.‘te. e T

These revised mangements should maJse a.dequate provision i’or tha hs.ndling |
of major eﬁ:ergency situations so that there is auntomstic “consultation and
collective responsibility when guick eastimates are reguired. We ha\;s seen that
in +the past such consultation has been largely fortultous and could not be .

* relled upon to operate promptly. : : : -

This proposal would not affectthe responsaibility of the Joint Imtelligence

Camittes to prepare strictly militery estlmates for the Joint Chlefas__of

Staff and perform such other military duties &s the Joint Chiefs of Stalf might

assign. . Through the membership of the Service intelligence chiefs on the In-
telligence Advisory Committes and through close liaison between the Joint
Intelligence Group and the new Estimates Division in the Central Intelligence = .- T

Agency, every effort should be made to 1insure the conslstency of the Joint

* Bee below, pags 159, for & discussion of ‘ﬁhe gtatus of the State Déﬁa&tmsnt'
representativse, : ' : -
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Intelligence Commitiece's military appraisals and the broader national estimatés

of the Central Infalligance Agency and the }':n*:.a}_ligazice Advigory Commitiee.

Whatever arrangement 1s descided upon, there ' are certain genefal condi- 7
tions which must be observed, if intelligence ostimates ars %o be gound and
timely. AlL information, whether it originates from 1ri’t,elhéence sources or
whether .11: comes from other sources includih.g operations, must be available
to the intellligence pgople who by putting together and studying all of tb,e
bita of information rmst provide the overall interpretatiocn. Vr‘l'hare is alwvays
a dsngercua tendency, particularly in time of orists ; whén it can. be mnst
serious, for vital information to be withheld on the grounds that the intel- y

ligence personpnel should not see 1t because it concerns operations. or for
alleged sscurity reamsons. In other Iinstances the disseminatiqn of vital bub-
sensitive material is vrestricted to a very few peopls at the top levels with h
the result that those individuels who are most ccmpeﬁef:;t. t-o ;maljze ra. particu-: o
. lar situatlon are left out of the picture entirely. It iz therefore neces-
sary that intelligence estlmates be mads in Ffull 1ight of our own policles and
J

operations. The preparatlon of such estimates should not be impeded by any -

barriers arising fram security considerations or otherwise, which may Joop-

ardize the soundness of the Intelligence product.

Finally, any discussion of the preparation of national estimates wcml-d be in-
adequate without two caveats. The firgt applies to those who prepare the estimates; 7
the second to those who may uss them. Prejudice in the form :;)f stubborn adher-
ence 1o preconceived ideas iz likely tode tﬁs gravest dal.ngler to sound fptelli-
gence. Estimates are subject tothe risk of being colored end twisted to reflect

the prejudices of those who prepare them. This can best be countered by providing
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Q.E % 3 reascnsble checks and balances as we have endeavored to do in the compositlon
;*2& ; and responsibilities of the Imtelligence Advisory Committee. If, for exampls,
Fio0 the State Depertmsnt, thﬁ%a wedded to a partldular policy, presents the

!. : | facts d'iatortecl by faultl_\f preconceptions, the final product, as reflected in
} an Intelligence estimate, will be defective. It 1s hpp.ed that in sﬁch a ca.se
' the new Estimates Group of the Central Intelligence Agency Vill supply an ini-
: i tial corrective snd that the non-State Department members of 'bha- Etelliger;ge

Advisory Committee will have sufflclent breadth of Imowledge to ckallenge the

x ot K State Department estimate. Likewise, miliiary estimates should be submitted

i to scrutiny so that they are compatible with esach other and avold the error,

however unconscious, of magnifying the needs of. the._r own branch of the Service.
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The Intelligence Advisory Commlttee, iIf it functions properly, a.nd is as-.

sisted by the disinterested work of the Ceniral Inte]_'Ligenceg Agency 1s the body

where such distortions should be caught and corrected and the pretudices of
cne mind challenged by the thinking of & mind which at least does not_suffer -

from the same prejudices.

In turn, prejudice on the pert of the policy-mekers may render them blind
even to brilllant achievements of an intelligence service.  They may Just re-
fuse to listen to what they do not like. Hence, nothing would be more dan-

gorous than to believe that if we once had an effectlve _intall_igehce service

and an efficient intelligence estimating body, we would be lmmne to a disaster

like Peari Harbor. . = =~ =~ S L

This does not lead to the conclusion that intelligence is futile. It

merely shows its limitations. If the intelligence appralser can keep from

twlsting and coloring the datas he receives and 1f the policy-maker cen keep &

’ USSR -
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% relatively open mind and be prepared Tor continmunl re-evaluatlon of the assump- -
Ej; tions on which he 1s relying, then sound intelligence estimates can be a
5;3 pillar of strength for cur mational security. C o

CONCLUSIONS AWD RECOMENDATIONS

(1) In the Central Inteslligence Agency thers has heen confusioﬁ between”__
the resppnsi‘bility of producing coordinated national Intelligence estimates

and responsibility for miscellansous reseavch and raporting activitles.

(2) The provisions of the Natlonal Security Act for the production of
national .Intelligence estimates, as Interprsted by the National Securlty

Council TIntelllgence Directives, are sound but have not been effectively

carried out.
(3) There should be created in the Central Intelligenﬁe Agenecy s small

Estim&tes‘Dtviaion which would draw upon and review the specialized intelli- ,_é

gence product of the departmsntal agencles In order to prepars coordinated

national 1B£elligence estimates. -

(k) OUnder the lsadership of the Director of Central Intelligence, these
- estimates shounld be sulmitted for discussion and approval by the reconstituted

Intelligence Advisory Committes whose mexbers should assumscollective respon- -

8ibility for them.

(5) Provision should be made in these arrangements for the handling of

crisia situatlons when coordinated estimates are required without delay. H

(6) Coordirated intelligence estimates produced 1in this wey muet, in

crdéer to be effectlve, be recognized as the most aunthoritative estimates avail- i

able to the policy mekers. ‘ . - : : -t
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